INTRODUCTION
Some elements of official UK thinking about labour market policy have downplayed geographical barriers to employment. Narrow interpretations of employability have few explicitly spatial elements since their focus is on supply-side interventions to provide training and personal skills to make benefit claimants work ready (HILLAGE and POLLARD 1998) .
One part of the rationale for a supply-side bias in labour market policy is the observation that areas with unfilled vacancies can coexist alongside locales with relatively high rates of unemployment (HOGARTH ET AL., 2003) . The associated inference is that labour demand There is, however, some controversy in balancing the requirements for worker mobility against the need for local jobs. Arguably, some UK government views of the labour market have unjustly downplayed the significance of the demand side. Powerful critiques of UK labour market policy, for instance, argue that shortages of locally-accessible work are the major problem faced by jobseekers (FOTHERGILL and GRIEVE SMITH 2005; TUROK and EDGE 1999; WEBSTER 2006) and that there is need for local job creation.
Furthermore, the futility of increasing levels of training (and compulsion) in the absence of local job opportunities has been illustrated by SUNLEY ET AL. (2001) . The need for spatially-accessible employment is increased by the numerous geographical barriers to employment faced by benefit claimants and socially-disadvantaged people. These groups are amongst the least spatially-mobile members of society (SHUTTLEWORTH and LLOYD, 2005; GREEN and OWEN, 2006; SOCIAL EXCLUSION UNIT, 2004) . The barriers they face include such obstacles as spatially-limited mental maps (QUINN, 1986) as well as more familiar physical barriers such as lacking a car and inadequate public transport (LUCAS, 2004) .
But there are also counter reasons for encouraging the spatial mobility of workers. GORDON (1999; argues that employers do not just seek workers from their local area and that they may be reluctant to train locals when there are experienced outsiders; and that 'work to the workers policies' fail when these jobs are lost and communities are left stranded.
Policies that provide job opportunities close to home may also do little to discourage localism when it is arguable that the interests of jobless people are better served by accessing a wider range of employment opportunities over a greater geographical area (McGREGOR and McCONNACHIE, 1995; GREEN and WHITE, 2007) rather than being restricted to their immediate neighbourhood. Additionally, there are the well-known problems of the 'spatial leakage' of jobs from the areas which are supposedly being targeted by local job creation (HAUGHTON 1990) . Debates about the relative importance of increasing local labour demand as compared with the possibilities for encouraging greater worker mobility are therefore ongoing. As MORRISON (2005 MORRISON ( , 2279 comments, "Both claim empirical support and, after a brief period of confrontation, they continue to exist today giving quite conflicting signals to policymakers".
The reasons why there are 'conflicting signals' are explored in this paper with reference to the Northern Ireland (NI) experience of bringing employment to socially-deprived communities as well as encouraging the spatial mobility of workers in the labour market. NI offers a useful perspective from which to make this exploration on two counts. First, in the past, it has moved further along the path of implementing policies with a strong demand-side emphasis at a local scale, through the location of jobs created by inward investment in or near concentrations of joblessness (OSBORNE, 1996) than elsewhere in the UK. Secondly, for a variety of internal and external reasons, it has recently moved some way along the policy continuum towards England, Wales and Scotland in seeking to place greater emphasis on the promotion of the spatial mobility of benefit claimants and workers in order to encourage them to compete for jobs within commuting reach. In doing so, it faces the same problems of
Ian -this tries to go some way towards the first minor weakness highlighted by referee 1 -i.e. that 'workers to jobs' places emphasis on the importance of labour demand in explaining worklessness. However, I think we need to be more explicit in the text about answering the referee's point. 1  2  3  4  5  6  7  8  9  10  11  12  13  14  15  16  17  18  19  20  21  22  23  24  25  26  27  28  29  30  31  32  33  34  35  36  37  38  39  40  41  42  43  44  45  46  47  48  49  50  51  52  53  54  55  56  57  58  59 immobility that are seen elsewhere along with the added legacy of communal division and associated violence between Catholics and Protestants. The experience of demand-side policies in NI therefore can throw some light on the strengths and weaknesses of the types of measures that have been advocated in Great Britain (GB) and elsewhere. The current moves towards encouraging spatial mobility in NI are interesting in themselves as they occur in a post-ceasefire (but perhaps not post-conflict) society, but more broadly they illustrate in a starker form the issues and problems faced elsewhere in achieving similar aims.
The next section provides further background on the evolution of the labour market policy position in NI, highlighting differences in emphasis from prevailing approaches in the rest of the UK and the USA. The paper then explores the NI experience and limitations of bringing jobs to workers, drawing together primary evidence from recruitment case studies at a variety of sites in NI; interviews with labour market policymakers; and interviews with residents of socially-deprived areas. The focus is on the extent to which the jobless gained work; the heterogeneity of employer recruitment experiences; the spatial scale over which supply and demand are matched; the need for special initiatives to encourage the local take-up of jobs created through spatially-targeted employment policies; and the strengths and weaknesses of this type of policy as applied in NI. This is followed by consideration of the emergent emphasis on encouraging spatial mobility in the NI labour market and presentation of evidence on the opportunities and constraints faced in attempts to move workers to jobs.
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SPATIAL MOBILITY AND POLICY IN NI: AN OVERVIEW
Elements of labour market policy in NI with regard to the spatial mobility of jobs and workers differ from those observed in the rest of the UK as a consequence of two interrelated factors: NI's considerable administrative autonomy in the UK and the political and social context of communal division and violence (OSBORNE, 1996) . Local discretion has made it possible for NI to diverge from UK norms; and communal division to some extent has made this divergence necessary. A major assumption that has historically shaped labour market and social policy is that residential segregation and communal conflict have restricted the opportunities for workers to be spatially mobile on a daily basis as they journey from home to work. Fear of travelling in or working in an area dominated by the 'other' mean that for some workers in some places there are spatial restrictions on job search and mobility because of the 'chill factor' (SMITH and CHAMBERS, 1991; SHEEHAN and TOMLINSON, 1999; SHIRLOW and MURTAGH, 2006) .
As a consequence of this the emphasis in NI has been on locating jobs and services in or near local communities where they can be safely accessed without crossing communal divisions.
The Targeting Social Need (TSN) strategy, introduced in 1991, its 1998 successor New TSN, and the current Anti-Poverty Strategy are important elements by which geographicallytargeted employment policies have been introduced in NI encouraging the location of jobs in or near areas of social need. Officially, these policies are shaped by 'objective' social need but at some (often unspoken) level they are also about conflict management in a divided society. The political environment of NI offers particular incentives (and problems) for spatially-targeted employment creation. Not only was it recognised that it was 'foolhardy' to encourage the spatial mobility of workers but there was also political kudos for local political Externally, the UK labour market policy environment has shaped the context for recent labour market policy in NI; the JSA requirement for increased mobility has recently been actively considered in NI, for instance; New Deal has been rolled out in NI as in other parts of the UK; employability has formed a key principle in NI labour market policy since 1997;
and joint Jobs and Benefit Offices have been created in NI as elsewhere. Particularly relevant because of their role in promoting spatial mobility are Targeted Initiatives (TIs). Coming out of the NI Long-Term Unemployment and Employability Workforce, TIs were designed to help those who were farthest from the labour market by increasing economic activity and employment rates, and reducing benefit dependency. Following GB precedent by introducing these programmes in NI was made more 'thinkable', by changed political and economic circumstances. In particular, the ceasefires of the 1990s and the assumed (by some) lessening in community tension meant that worker mobility was more feasible; and the drying up of manufacturing investment that could be located in deprived areas at the expense of market-oriented investment in sectors like retailing made worker mobility perhaps more necessary. recognising the need for accessible employment, NI implicitly took a wider view of employability than was apparent in narrow supply-side conceptions elsewhere in the UK and adopted some local demand-side solutions.
THE NI EXPERIENCE OF SPATIAL TARGETING ON EMPLOYMENT: SUCCESSES AND LIMITATIONS OF BRINGING JOBS TO THE WORKERS
NI provides an interesting example to assess the results of this policy because of the existence of a dataset of a type which is rarely found elsewhere. This is the Large-Scale Recruitment Study (LRS) that had the aim of examining recruitment experiences at new employment start- All employment locations included in Table 1 were in areas of social need. Following the rationale of locating jobs in these areas, it would be reasonable to expect that sites in areas of higher joblessness could be expected to reflect this local social composition by employing higher numbers of workers from this economic status. Columns 5 and 6 provide information from the 2001 Census on the proportion of the population aged 16-74 who were unemployed or economically inactive in (a) the ward where the employment site was located (Column 5) and (b) within the site catchment as defined by the mean commuting distance of workers employed at each site (Column 6). Again, there is no clear relationship between these contextual measures and the proportion of jobless people employed per site; in some cases this exceeds the rate in the neighbourhood and in other cases it is less. Statistical analysis shows that these relationships are effectively random; correlation analysis gives an R 2 of 0.06 Recruitment is a selective process and to assume, therefore, that a workforce should match the characteristics of a spatial catchment is to run the risk of the ecological fallacy, but there are further problems when labour sheds are very spatially variable (see Column 7 of Table 1 ).
Coupled with the spatial leakage of jobs beyond the immediate locales of employment sites (McGREGOR and McCONNACHIE, 1995; MORRISON, 2005) it means that it is often very difficult for policymakers to know who they are targeting in what places since the LRS shows that employment catchments are highly spatially variable. This official realisation has contributed in part to a decreased emphasis on spatial employment targeting in NI (bringing jobs to workers) and to the recent increased interest in promoting the spatial mobility of workers to jobs. However, other factors have also driven this change, and these are explored below alongside other issues associated with the spatial mobility of workers.
BRINGING WORKERS TO JOBS IN NI: PROSPECTS AND OBSTACLES
NI is now moving along the policy continuum towards the positions of GB and the USA in encouraging benefit claimants and workers to be spatially mobile so they can access a wider range of employment opportunities. Because there was less experience of these issues in NI research was commissioned by DEL to investigate the background to worker mobility in NI and elsewhere. The discussion in this section, and in the conclusion, draws on seven interviews undertaken with civil servants and labour market actors as part of this research, a desk-based review of mobility initiatives in GB and the USA, and some fifty interviews with residents of deprived areas in Belfast. The objectives were to examine the drivers of change; to map out measures impinging on mobility in the labour market across government; and to explore policy initiatives in GB and the USA with the hope of transferring them to NI. The research took place just as this shift in policy was emerging and so can offer insights into the genesis of this development as well as the process of policy transfer from other areas. In discussing the shift away from bringing jobs to workers to promoting the spatial mobility of workers to jobs, the interviews with senior civil servants and labour market actors indicated that the main driving factors included perceptions of change in the NI labour market;
changing UK labour market and welfare policy contexts; and post-ceasefire 'normalisation' of NI society.
In the view of policy makers the NI labour market was undergoing a number of major changes that limited the feasibility of spatial employment targeting. One issue, identified by a representative of DEL, was that new jobs brought to NI in sectors such as services and construction could not always be located in deprived neighbourhoods and so workers would have to move to them. This point was echoed elsewhere in government; it was acknowledged that while the location of manufacturing jobs in deprived areas had declined, it had always been:
"largely symbolic as many flagship employers did not employ locals or folded quickly" (Department for Social Development official).
New marketed-oriented retail developments demand worker mobility, as exemplified by the Victoria Square retail redevelopment in central Belfast. This was expected to create 3,000 jobs in construction and services which could not be brought spatially to jobless people in deprived areas. It was also argued by a DEL representative that community organisations and politicians increasingly voiced (unspoken publicly) serious doubts about whether sufficient jobs could be brought to deprived areas and so realised that worker spatial mobility to jobs would have to move up the agenda. There is some evidence that these trends are real and not just a result of mistaken perceptions. Official data 1 on inward investment to the UK and to NI shows that manufacturing investment has tended to decline whereas service investment has remained relatively steady and in cases such as growing sectors such as retail it is perceived to be market oriented. Empirically, these points echo MORRISON (2005) who argues that unskilled labour may face a new spatially-dispersed geography of employment.
These perceived labour market changes are reinforced by developments in UK-wide labour market and welfare policy. A Jobcentre Plus official commented that in the past the mobility criteria for benefit payments -such as those for JSA -had been ignored or enforced less strictly in NI than in the rest of the UK whilst another from the Office of the First/Deputy First Minister (OFMDFM) (with responsibility for community relations) stated that the history of violence had led to worker mobility (and indeed mobility in general) being downplayed. However, the advent of employability as a key part post-1997 labour market Together with comments from a DEL official that the "lessening of violence" was a major factor shaping recent developments and the sentiment that we now live in "normalised society", these developments appear to have significantly shaped the context for spatial mobility in the labour market in NI since 2000. This combination of labour market change, UK policy reform, and internal NI political developments provides a strong rationale for a move from spatial employment targeting on deprived areas towards a mix of measures more like those in the rest of the UK. But, as indicated below, it is difficult to promote spatial mobility for workers in NI.
Spatial mobility is a 'difficult' issue for a number of reasons. Even in a 'narrow' sense of promoting physical access to jobs (for example through improvements in public transport) spatial mobility crosscuts several policy domains of government ranging from employment to local transport. In a wider sense of overcoming physical and perceptual barriers, action to promote spatial mobility might involve education, training, the careers service, transport policy, and planning policy. As such, there is a theoretical case for 'joined up government' but in practice there are substantial difficulties in coordinating cross-departmental action.
These problems were magnified in NI by the comparative novelty of the move towards promoting spatial mobility. NI policymakers also recognised there remained substantial barriers to mobility. Physical barriers could be overcome in some cases by providing transport services, for instance, but mental/perceptual obstacles were far more difficult to break down. Despite the argument that NI had become 'normalised' it was also recognised that localism and fear still tied people to their areas:
"There is a tremendous amount of inertia in the system; politicians, civil servants, and government agencies still see NI as a very localised society and it is hard to overcome this without real political change at the top" (DEL official).
It was unclear how far this immobility was seen as a result of sectarian fear and how far as a result of so-called 'normal' factors. There was a realisation that some marginalised groups could have a contemporary experience of fear but, echoing GREEN ET AL (2005), several respondents argued that fear was hard to conceptualise and measure. As in cities in GB, there were analogous issues of a lack of 'spatial confidence' and localisms created by limited mobility experiences. Hence, in NI policy has to deal with a mix of real sectarian fear, 'lack of confidence' and 'fear' as a post hoc justification for avoiding unwelcome choices. This background means that policymakers must work in a complex environment. Elements of NI social policy officially encourage integration and spatial mobility in the labour market is a part of this. However there was a fear on the part of policymakers that locating jobs and But this could prove restrictive given the flexible hours demanded by some jobs and the location of employment which means that to travel to some employment sites could mean two or more buses. That being so it is no wonder that there was recognition that:
"Mobility is a big issue and having a car, it changes the whole geography of the city" (Protestant male, late thirties, East Belfast).
A number of forces are pushing therefore in the direction of greater spatial mobility for workers. However, it has been shown that the prospects for this mobility are somewhat limited. Fears arising from communal conflict have not completely vanished despite the paramilitary ceasefires. These fears are compounded with localism arising from other causes; and there are also physical barriers to movement relating to access to transport. From the perspective of government, worker mobility is a tricky issue -even if dealing with just physical barriers there is a requirement for cross-departmental action, and this multiplies rapidly if the remit for action is expanded to include perceptual barriers. Despite this, policymakers assert that spatial mobility is moving up the NI agenda.
EVALUATION AND CONCLUSIONS
The promotion of work-related mobility appears a difficult issue in NI; and bringing jobs to communities can be also seen to be problematic in its own right given the NI experience.
Perceptual barriers to mobility seem hard to surmount whilst the impact of the spatial 1  2  3  4  5  6  7  8  9  10  11  12  13  14  15  16  17  18  19  20  21  22  23  24  25  26  27  28  29  30  31  32  33  34  35  36  37  38  39  40  41  42  43  44  45  46  47  48  49  50  51  52  53  54  55  56  57  58  59 1  2  3  4  5  6  7  8  9  10  11  12  13  14  15  16  17  18  19  20  21  22  23  24  25  26  27  28  29  30  31  32  33  34  35  36  37  38  39  40  41  42  43  44  45  46  47  48  49  50  51  52  53  54  55  56  57  58  59 overcome physical barriers such as transport can only go so far because of perceptual obstacles which mean that the full range of objective opportunities cannot be accessed (GREEN et al 2005; QUINN 1986 ). These perceptual barriers include fear; imperfect knowledge; lack of confidence or a mixture of all these and mean that some people do not even get to the stage of confronting physical obstacles.
One approach, starting to tackle perceptual barriers, is information provision. A general commitment, for example, has been made to encourage Jobcentre Plus staff to gain a greater knowledge of how the local transport system works and how accessible different employment sites are in order to help their clients overcome transport barriers and widen their job search horizons. At the individual level, personalised travel information schemes have been put in place in selected local areas in GB, as part of local travel plans, but, as yet, there is only limited experience of widespread schemes within the whole area of a public transport network. Travel advocacy goes a step further: it is about building confidence in using transport by providing enhanced assistance to job seekers through an individualised service at 'point of use', so encouraging people to make 'informed choices' 'in the round''. But to get off the ground, experience outside NI shows that such initiatives require the funding and support of several partners across different policy domains (WESTWOOD, 2004) .
Recognition that perceptual barriers to work are often complex and inter-linked, such that dealing with one barrier may be insufficient, lies at the heart of other initiatives like personal development programmes which have been experimented with outside NI. These programmes are designed to deal with barriers holistically, in recognition of the fact that once one barrier is dealt with, another barrier that was previously hidden might emerge.
Programmes of this type are not explicitly aimed at enhancing spatial mobility, but instead focus on confidence-building and raising awareness. It is possible to provide some scenarios, but the hope of a deterministic set of rules to estimate the spatial and labour market impact of jobs growth foundered on the contingent nature of local labour markets which means there is high place-to-place variability. It is likely that this will be the case elsewhere. The corollary of this, given the NI experience, is that careful local adaptation, ties with communities, and tailored recruitment and retention packages are necessary to make employment targeting a success -and that simply locating employment in or near an area with the expectation of forecasting the impact of this by means of readily-generalisable rules is unrealistic.
A second issue the NI example raises concerns spatial scale. As was seen in Table 1 there is diversity in the catchment sizes of the various employment sites as measured by the mean travel-to-work distance of workers. However, it is worthwhile noting that most of the catchments are 'small' in that they are less extensive than officially-designated TTWAs. This indicates that the appropriate spatial scale for the geographical targeting of jobs is the 'local'
by which is meant something in the range of 0-20kms in most cases. Given spatially restricted employment catchments simply locating jobs within a TTWA is therefore likely to be inadequate, and that attention should be given to existing labour market spatial mobility patterns. This should not be surprising given some parts of the research literature.
McQUAID (2006) identifies, for example, that differences in job accessibility within a TTWA was a significant predictor of successful transition to employment; furthermore, WEBSTER (1996) highlights the relatively short travel-to-work distances of urban residents.
These support the contention that employment impacts are sometimes highly localised. The above comments do not seek to say that local jobs are not an important part of employability; presumably without this job creation more people would be jobless if it were possible to examine the counterfactual where they did not exist. However, it is reasonable to suggest importance, then job creation through alternative means such as local entrepreneurship will assume greater significance both in NI and elsewhere. Employment generated by these means might have a greater local impact than that brought in by FDI, and this adds a further complication to debates about demand-led programmes -perhaps the ownership and nature of job creation could be important also. Secondly, worker spatial mobility might be seen as being desirable, elsewhere as in NI, because of declining prospects for bringing jobs to areas and workers. And in encouraging worker mobility, the emerging example of NI illustrates the problems of dealing with combined physical and perceptual barriers, of working with diverse age groups, and of coping with the theme of spatial mobility which cuts across many areas of government within current departmental structures.
The NI case shows that geographical employment targeting on its own is insufficient and that outreach to communities is necessary, sometimes through encouraging worker spatial MORRISON (2005) . Above all, the challenge now for policymakers is to ensure that a full armoury of policies is drawn upon rather than just one class of approach. Whether a 'jobs to workers' or 'workers to jobs' policy is appropriate varies from place to place and between different types of worker.
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